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Why educational policies can fail: an overview of selected African experiences / George Psacharopoulos p. cm. The decades of the 1960s and 1970s witnessed dramatic quantitative growth in African education systems. Beyond expanding educational places, many African countries pronounced intentions to "reform" their educational systems, by adjusting the length of education cycles, altering the terms of access to educational opportunity, changing the curriculum content, or otherwise attempting to link the provision of education and training more closely to perceived requirements for national socio-economic development. Strong economic growth performances of most African economies encouraged optimistic perceptions of the ability of governments to fulfill educational aspirations which were set forth in educational policy pronouncements.
Sadly, the adverse economic conditions of the 1980s, combined with population growth rates which are among the highest in the world meant that by the early 1980s, education enrollment growth stalled and the quality of education at all levels was widely regarded as having deteriorated. In recognition of the emerging crisis in African education, the World Bank undertook a major review to diagnose the problems of erosion of quality and stagnation of enrollments. Emerging from that work was a policy study, Education in Sub-Saharan Africa: Policies for Adjustment. Revitalization, and Expansion, which was issued in 1988. That study does not prescribe one set of education policies for all of Sub-Saharan Africa. Rather, it presents a framework within which countries may formulate strategies tailored to their own needs and circumstances. In fact, a central point which is stressed in the study is the need for each country to develop its own country-specific education strategy and policies, taking into account the country's unique circumstances, resource endowment and national cultural heritage.
The crucial role of national strategies and policies cannot be overemphasized. In recognition of the centrality of sound policies as a basis for progress, in 1987 the Bank's Education and Training Department (the relevant unit responsible for the policy, planning and research function at that time) commissioned a set of papers by African analysts on the comparative experiences of eight Anglophone Eastern and Southern African countries, each of which had developed and issued major education policy reforms or pronouncements. The papers give special attention to deficiencies in the design and/or implementation processes that account for the often-yawning gaps between policy intentions and outcomes. The lessons afforded by the eight African case studies, along with a broader-perspective assessment of educational policy implementation, are presented in the papers by George Psacharopoulos (the overall manager of the set of studies) and John Craig. The eight country case studies are presented in companion reports.
By disseminating this set of studies on the implementation of African educational policies, it is hoped that the lessons of experience will be incorporated into the current efforts by African countries to design and implement national policies and programs to adjust, revitalize and selectively expand the education and training systems which prepare Africa's human resources, the true cornerstone of African development.
ans Wyss Director Technical Department Africa Region ABSTRACT The paper reviews a number of educational policy statements in East African countries, on issues ranging from combining education with production at the primary level to the financing of higher education. An assessment is made as to how successful the policies have been in achieving their original intention. The paper's conclusion is that policy outcomes fall far short of matching expectations, mainly because of insufficient, or the absence of, implementation. The reason most educational policies are not implemented is that they are vaguely stated and the financing implications are not always worked out. Another reason for failure is that the content of a policy is based on an empirically unsustained theoretical relationship between instruments and outcomes. The paper makes a plea for the formulation of more concrete, feasible and implementable policies based on documented causeeffect relationships. In Swaziland, the Second Development Plan (1972) (1973) (1974) (1975) (1976) (1977) (1978) set the objective "to raise the quality of education by reducing the high incidence of dropout and repeaters. n7
One way to do this, was to reduce the student-teacher ratio from 45:1 to 36:1 within the planning period. This indeed happened, although none of the expected effects followed: "Despite the reduction in the pupilteacher ratio. Combining Education With Production
The impetus for such policy change came from the push for "relevance" in education. The Plan for Action 25 clearly stated "That the following measures be adopted for absorbing the surplus of unskilled manpower: (a) that primary education be given a practical bias."
But in Tanzania, pursuant to Education for Self-Reliance, the Third Five Year Development Plan states that "Work is to be more integrated with theoretical subjects."
In Zimbabwe the Government also adopted the philosophy of education with production "... to make school experiences meaningful and worthwhile in terms of real life activities outside the school campus."28 But "The problem... was that most of the teachers did not understand the philosophy of education with production.... Rather they saw it in terms of... activities associated with 21 The Workers Party of Ethiopia, Programme, 1979, p. Maravanyika, 1986, p.27 vocationalism long rejected by Blacks during the colonial era.... The schools... failed to attract staff with the appropriate qualifications for meaningful practical skills teaching. To date, education with production is more of a slogan than a meaningful educational philosophy.... 29
In Lesotho also, "The school system has definitely failed to produce... persons ready to be involved in rural and manual work.... n30 "Practical subjects are regarded by learners and parents as second rate in the educational scene. Incidentally, the introduction of practical subjects is an attempt to make education relevant."31
In Zambia, "...
production training should be a compulsory subject which shall form an integral part of the curriculum." 3 2 'The president issued a decree that... all educational institutions would combine education with productive activity. The ... aims were to foster in pupils and students respect and love for manual work. The program has had only marginal impact on the students.... Academic education, which paves the way for entry into the university attracts the most able students and subsequently offers the best rewards in terms of social standing.....33
Secondary Education Policies
With some progress achieved in primary education, it was the next stage of education that naturally received attention: 'The urgent need for expansion of secondary education is emphasized." 3 4 But in Swaziland, the government decided in 1975 that "secondary system expansion was to be determined by manpower requirements," 3 5 and so did, earlier on, Tanzania. In all African countries, the expansion of secondary education had to be linked, one way or In Tanzania, "secondary education vocationalization is to be realized so that each secondary school leaver will have a skill useful to the economy." However, a recent evaluation of the diversification policy in Tanzania revealed that it failed to achieve the above objectives, e.g., one year after graduation in agriculture, only 12 percent of the agricultural bias graduates were employed in agriculture, and only 5 percent followed further 3 6 Botswana National Development Plan, 1980, p. 
Vocational Education Policies
Vocationalism had a long tradition in Africa. 
Other Policies
Beyond the above set of policies referring to the respective levels of education, a host of other policies were formulated to serve various objectives that cut across levels.
National Unity
For example, "the purpose of education is to produce an enlightened and participant citizenry.... The policy... is that all education should ...inculcate love for the land, loyalty to King and country, self-respect, self-discipline, respect for the law accompanied by the highest degree of knowledge and the building of character." In Tanzania, soon after the Arushad Declaration on Socialism and SelfReliance, Nyerere issued a major paper on Education for Self-Reliance (ESR).
[For a superb analysis of ESR see Morrison, 1976, chapter 11.] However, it delegated it to third parties. In the Plan for Action that followed the conference it was stated that, "It must be possible to finance both the recurring and non-recurring costs of education ... from loans as well as taxation. 1980 , 1979 , p. 35 8 9 Bellew, 1986 
COMPARATIVE LESSONS
Are there any generalizations that can be drawn from the above examples of educational policy objectives and outcomes in a handful of African countries?
Looking at the past record of educational policy making in Africa, (and possibly elsewhere), there are three main reasons why an intention or a reform may ex post not materialize or be seen as failure:
a)
The intended policy was never implemented in the first place; b) Even if an attempt at implementation was made, it failed to be completed or achieve a minimum critical mass so as to have an impact; c) Although the policy was implemented, it did not have the intended effect.
Sub-reasons for failure within each of the above categories are as follows:
a) The policy intention was too vague, e.g. "the quality of education should be improved;'
b) The intention was lip service or a political statement, e.g., "there will be free education for all.'
Partial implementation:
a) Neglect of a prerequisite factor, e.g., feasibility of financing; b) Social rejection, e.g. vocational schools boycotted by parents.
Implementation but no effect: a) Policy based on invalid theoretical model, e.g., basing educational expansion on manpower requirements; b) Policy based on insufficient information/evidence, e.g. not knowing the exact number of teachers on the payroll in the first place.
Of course the definition of success or failure is a subjective matter. And the vague formulation of policy objectives makes evaluation even more difficult. To me, at least, announcing a policy and exciting people's expectations on an outcome that everyone knows at the outset is doomed, is a failure. To put it differently, impossibility of implementation, or even partial implementation, is a negative signal for the validity of any policy.
As an It does not take a thorough investigation to conclude that none of the good intentions put forward in this, and many other documents, have not been achieved. It is true that a lot of progress has been made in African education in the last twenty years, especially regarding increased coverage.
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Yet the 9 0 UNESCO 1961, p. 18 9 1 Bellew, 1986 results are nowhere near the expectations. Enrollment Ratios in Africa: Planned versus Actual (percent) 1960 1980 1980 (shortfall) (1) (2) (3) (4) 
Source: Cols. 1 and 2 from Unesco, 1961 , p. 19, col. 3 from Bellew 1986 Col.
The above averages of course hide the situation in individual countries, e.g., the primary enrollment ratio in the semi-arid low-income countries was only 28 percent in 1980, and 35 percent in Ethiopia in the same year. 92 Why such record? The degree of success or effect of a given policy is a product of two probabilities: that the policy has been implemented in the first place and, second, that it yields the intended effect:
In at least one African country, "More has been achieved in enunciating new policy statements or in perfecting change in rhetoric than 9 2 Bellew, 1986 in implementing or institutionalizing change." 93 This statement must apply to others since Craig (1986) in reviewing 153 educational policies in SubSaharan Africa, came to the conclusion that only a handful were implemented (Craig, Table 5 ). The rarely implemented policies mostly referred to educational expansion and the Harambee schools. Or, "To provide increasing employment opportunities aimed at eliminating unemployment and underemployment in the country; and to insure absorption of trained manpower in appropriate positions." 9 8
It is often said that educational reform alone is not possible without parallel transformations in society.
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Yet countries that have 
